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5. OBJECTIVE OF POLICY
Objectives for economic efficiency

51 As a resuit of the issues arising from the New Zealand experience with
telecommunications interconnection negotiations, the Govemment is considenng
whether it should introduce supplemental measures affecting interconnection. 1t will
only put in place alternatives if they will better deliver overall efficiency and user
benefits." Its objective for the telecommunications sector is to maximise the
contribution of the sector to the overall growth of the economy through the
promotion of economic efficiency."

5.2 It seeks to do so by means of:

[The) establishment. implementation and monitoring of legis!ative frameworks for the fair and
efficient conduct of business and the cperation of markets, which rewards innovation,
promotes efficiency and enhances investor confidence. ®

€3  The potential benefits from new policy measures must be evaluated against these
goals of economic performance. There are three aspects of economic efficiency:

. productive efficiency
. allocative efficiency
» dynamic efficiency

§.4  Competition and innovation together offer tremendous potential for growth and
increased economic welfare by enhancing each of these types of efficiency.
Competition enhances productive efficiency by imposing cost discipline in the
market. 1t increases the vaneties of technologies employed in the industry, with
ensuing opportunities for leaming from the operations of other firms; performance
comparisons allow owners to adjust operations to the most efficient and to eliminate
inefficient firms.¥ Competition enhances allocative efficiency via price and quality
competition, disciplining both prices and costs.

5.5  Most critically, competition and innovation enhance dynamic efficiency, by providing
the opportunities for firms to introduce new services, and the motivation to-use
innovation as a means of competiton. Price competition is a powerful force for
productive and allocative efficiency, yet the major gains to economic performance
over the long term come from the cumulative effects of dynamic efficiency. The
aggregation of benefits from continued innovation, that improve services and reduce

18 Ministry of Commerce and The Treasury (1995), "Reguiation of Access to Vertically-integrated Natural
Monopolies®, Discussion Paper, Wellington, New Zealand, 15 August 1985, p.3, para. 15, p.6, pana.

29, p.S, para 51.

19 Ibid., p.1, para. 2, .21, para. 81; from Strategic Result Areas for the Public Sector 1994-1957, Dec
1954, Section 2, ‘Enterprise and innovation'.

20 Ibid., p.1, para. 2.

21 bid p.77, para. 9; Ergas (19%5a), note 29.
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5.10

costs, soon surpass the one-time efficiency improvements from removing an
allocative distortion.

These concems regarding innovation and dynamic efficiency are especially
important in the telecommunications sector in the present day. The
telecommunications industry is marked by an expiosive rate of innovation and
change worldwide. This is led by the emergence of new and extremely valuable
technologies - including radio-based technologies, fiber optics and digital electronics
- which in tum are dramatically reducing costs, making new services available, and
radically shifting the economics of the industry.Z? Telecommunications services and
technologies are on offer today which were not considered possible just a few years
ago. This is also resulting in the convergence of many formerly distinct industries,
including telecommunications, computing, and entertainment.

These developments make it vital that processes for introducing change in the
industry, in as efficient a manner as possible, are allowed to take effect. The pace
of innovation in telecommunications is very rapid and there are potentially very large
gains from dynamic and allocative efficiency.

Influence of a dominant incumbent on innovation

The impact of a dominant incumbent, which can distort the timing, direction and
structure of the evolution of the industry, can have a significant adverse impact on
welfare, and in particular consumer welfare. Technological innovation is
endogenous and highly path dependent. Each step is shaped by the capabilities
and infrastructure already in existence. Thus, the potential welfare gains from
innovation are highly sensitive to the current market structure.

This is especially worrisome in New Zealand, because Telecom's history makes it
less likely that it will focus adequately on the opportunities presented by the new
innovations affecting the industry. The incumbent, with large investments in the
existing network configured consistent with its former monopoly franchise, is likely to
innovate in ways which protect its existing assets, service or product markets or
perpetuate existing rents, rather than seek new services and markets. its market
position arises as the successor to the former govermnment monopoly franchise, and
it has little experience of an environment based on competition and market-oriented
innovation. The dominant incumbent can dictate access terms, and this allows it to
determine the pace and direction of innovation. This reduces opportunities for
innovation by other irms, who would otherwise would have the freedom to chose
areas with greatest market potential.

The endogeneity of such innovation implies that, where there is dominance, even
apparent natural monopoly characteristics, such as positive retums to scale and
economies of scope, may be a reflection of the dominant firm's technological path,
and fts search to reinforce the value of its existing position, rather than being
efficiency enhancing. This is @ major issue because, given its relative size, the

Rosston anc Teece (16583) Teece (1984).

21

BeliSotth



Submissions on Discussion Paper
29 Septermnber 1995

BefSaflm

Commercial in Confidence

&1

5.12

§.13

incumbent's investment decisions will dominate total investment in the
telecommunications industry.

This is not to say that it should be an objective of policy to control monopoly power
or eliminate monopoly rents per se. Some element of monopoly power is a

necessary passing phase in the process of technological innovation, to act as the
spur to future innovation:

What we have got t0 accept is that the [large-scale establishment or unit of contrel) has come
to be the most powerful engine of [economic) progress and in particutar of the long-run
expansion of total output ... In this respect, perfect competition is not only impossible but
infenor, and has no title to being set up as a mode! of ideal efficiency.

ingeed the perennial gale of creative destruction is continually sweeping away entrenched
monopoly power that appeared so secure unti a new innovation consigned it to the

scrapheap of history. That is precisely why the perennial gale is such a crihcaily important
economic force &

Need to promote entry and flexibility

What is needed to ensure the efficient combination of competition and innovation is
entry. The mere threat of entry will not provide the mechanism of dynamic
competition, which requires that firms continually compete via innovaton and
interact with each other in the market place. This is a process of seeking out
innovations, and developing and introducing new services, to achieve competitive
advantage. This dynamic requires entry itself, which will:

... provide discipline over prices, ensure that services are provided where demand exists,

provide incentives to raise service quality and provide incentives to inmtroduce new
technologies. 2

This calls for multilateral competition between a number of innovative and
technologically alert firms. Competition between muitiple sources of innovation
provides the necessary vanety of innovation from inside and outside the industry;

the volume of resources to invest in new services; and the ‘high powered' incentives
to compete by innovation:

Where, for one reason or another, society has been denied the advantages of multipie
independent approaches to sdvance technology, which flow naturally from a basis of
independent rivairous firms, simost aiways the approach chosen has tumed oul, sfter the
fact, to have major limitations. And since aternatives had not been deveioped to a point
where they could be tried in comparison, thers has been lock in. A number of U.S. military
RA&D eflorts since 1960 are striking eampies. Nuciear power programs are ancther. The
fact is that in virtually every field where we have had rapid technical advance that has met a
market test or its equivalent, we have had multipie rivairous sources of new technology.""

23
24

Rosenberg (1994}, page 53; the reference is to Schumpeter's *perennia! gale of crestive destruction*
(Schumpeter, 1943, p.81).

Gatt (1895).

Richard R. Nelson, *"Why Do Firms Differ, and How Does it Matter? Strategic Management Journal,
vol 12, 61-74 (1991)
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This combination of competition and innovation, achieved through market
processes, has the best chance of allowing this progress to unfold. Policy should
refiect this need for flexibility, rather than instituting more directive policy. This does

not imply, however, that it should be an objective of policy to manage technological
change:

Regulators should not pretend to be able to predict the future leve! of systemness or the
viabilty of a specific technology in something as complex as the teiephone network Even
when the path of technological adoption is clear, the effect of the policy maker is still often
uncertain... In an industry as compiex as telecommunications, regulators should not be
overconfident in their ability to *manage’ technologica! chlnge.”

Incentives for innovation

The challenge for relying on market processes in the case of telecommunications is
that property rights are weak and poorly defined.?” The incumbent is able to control
the terms of interconnection and hence to extract the rents from innovation, or to
delay introduction until it has an equivalent service available. The innovator is
unable to assert its rights over the new service. This reduces the incentives to
innovate. Often the innovator must rely on being first to introduce a new service to
be able to eam an adequate and temporary retumn. This is a reason why the
timeliness of interconnection is o important. To allow dynamic competition to take
place, policy needs to equalise the bargaining power between entrant and

incumbent This is the essence of policy measures that aim to level the bargaining
power of the two parties to interconnection.

The innovator's inability to assert property rights to new services is exacerbated by
the fact that the terms and conditions governing access include much more than
price. Effective access includes pricing, timeliness, access to features and
functionality, quality, and standards. These are all characteristics of access which
determine the ability of the entrant 10 operate efficiently, and hence determine the
performance of the sector. It is often difficult to identify the relationship between
each of the terms and the viability of an interconnection proposal, and hence may
be an effective way for the incumbent to obstruct the negotiating process.

There are also transaction costs difficulties of negotiating access, due to the
imbalance of bargaining power and the complexity of the issues involved. These
affect the introduction of new services which benefit both networks, but for which
the costs and risks are bom asymmetrically. For example, afthough the costs and
risks may be bome mainly by the entrant, the incumbent also benefits from an
expanded market for complementary services, yet because of superior bargaining
power the incumbent may renegotiate access rates ex post if the service is
successful. Guarding against such risks increases the transaction costs of
negotiating and enforcing the contract, and reduces incentives to innovate.®

27
28

Rosenberg (1854) p.228
Discussion Pape:, p.2. para 11, p.34, para. 131.
Teece (1588)
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Policy to enhance market processes

The complexity of the technological and commercial decisions involved in
interconnection are such that policy goals are best achieved by enhancing market
processes. Private negotiations are the most realistic way to combine the
motivation, timeliness, flexibility, and detailed information required to reach
agreement, and to back up the process by market competition.

It is apparent, however, that disputes over access terms in a market environment
are more or less inevitable in the telecommunications industry, given the continuing
need for interconnection between complementary networks, the compiexity of the
issues involved in interconnection, and the imbalance of bargaining power in the
presence of a dominant incumbent Disputes such as between Clear and Telecom,
and the many negotiations difficulties experienced by BellSouth in its dealings with
Telecom are likely to be repeated time and again.

interconnection disputes in competitive telecommunications regimes are aimost certainly a

fact of life, at best capable of temporary resclution pending further technical or commercial
change in 8 dynamic industry.’

It is possible that such disputes will become more frequent and more complex as
further innovation takes place and more new services, with new and varied
requirements placed on the incumbent network for access. Also the competitive
consequences of interconnection may become more pressing as the structure of the
industry becomes more interrelated with those of other neighbouring industries.

This is likely to continue as long as there are significant imbalances in bargaining
power.

Private negotiations and market forces are most effective in handiing the issues
involved in access, but there needs to be controls to offset the effect of incumbent
market power. An appropriate policy vehicle is a dispute resolution process which

can maximise the use of market negotiations and encourage the parties to seek a
mutually acceptable outcome.

Policy should be constructed to ensure that the technological path is as flexibie as possible,
that resources are channelied toward those institutions which consistently provide large social

benefits, and that viable economic opportunities are available to those who push out the
technoiogical frontier.*

Policy framework

There is therefore a need to enhance and accelerate the development of new
contractua! arrangements to ensure the timely adoption of modem technology and
the delivery of enhanced services. Changes to the existing regime should aim to
support the operation of market forces in negotiating access, and correct for the
imbalance in bargaining power between the incumbent and the entrant. These
changes should be designed and expected to minimise the cost of distortions

29
30

Gaft (1985), p.18.
Rosenberg (1894), p.228.
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created by the changes by emulating processes that would be likely to occur
naturally were the telecommunications market truly competitive. They should also

be designed and expected to reduce the transaction costs associated with the
current regime.

There is tremendous potential for growth and increased economic and social
welfare stemming from developments in the telecommunications sector. Achieving
the benefits possible with an advanced network of networks will depend on the
application of competition and innovation. BellSouth believes that policy needs to
emphasise fiexibility and efficient entry. This will make maximum use of market
processes, provide the discipline of the market place and put primary reliance on
private negotiations to determine interconnection agreements. It provides for
multiple sources of innovation, the comerstone of dynamic competition. This offers
the best option for maximising welfare and achieving the objectives of productive,
allocative and dynamic efficiency.

25
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6.1

6.2

6.3

BELLSOUTH'S POSITION
Enhancement of market processes to maximise welfare

It has been clearly demonstrated that change to the cumrent regime is required to
achieve Govemment policy objectives of maximising the telecommunication sector's
contribution to overall economic efficiency. The best approach is to provide
mechanisms to enhance market processes and thereby promote market exchange
and private contracting among industry participants.

The enhancement of market processes to maximise welfare should begin with the
establishment of broad economic principles to guide commercial negotiations and a

compulsory and time-bound arbitral process, supported by strengthened disclosure
requirements:

» controls over conduct will create greater welfare than controls over
ownership
) light-handed regulation which emphasises reliance on market processes will

produce greater welfare than direct interventions

. reliance under the current regime on general competition law and existing
disclosure requirements has been demonstrated to have failed to constrain
anti-competitive behaviour by the dominant incumbent

L direct Govemment intervention in the market processes for access to
complementary network services is inappropriate

. guiding principles will promote market exchange and private contracting

among industry participants and increase the effectiveness of any dispute
resolution process

. detailed industry-specific principles will not increase certainty and wili not
provide sufficient flexibility to accommodate an industry undergoing
transformation through competition and innovation

o a compuisory time-bound two-part arbitral process represents the best option
for dispute resoliution where required

o strengthened disclosure will support market processes and enable redress
where appropriate

The evaluation of the options for change needs to weigh the potential costs of any
change against the undoubted benefits:

26
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6.4

€5

6.6

€7

€.8

...any need for change...requires @ careful consideration of ;1nn'ous sitematrves to the present
regime in the light of the Government's objectives [of the)...

...establishment, implementation and monitering of legisiative frameworks for the fair and
eff.cient conduct of business and the operation of marxets...

...the selection of the preferred ophon will involve trading-off the risks of market failure agasinst
the nisks of regulatory faiture. =

There are two types of costs which must be weighed against the potential benefits
from the introduction of new measures or the selection of a particuiar atemative:

. the transaction costs associated with the regime
. the costs for distortions created by the regime

in examining the potential options for policy enhancement at the broadest level, the
options can be characterised by two dimensions:

. controls over ownership

. controls over conduct (pricing, terms &nd conditions, standards
adoption/implementation, numbering administration, etc.)

There are very significant disadvantages to implementing competition policy through
controls over ownership, particularly in such a potentially competitive and highly
dynamic industry such as telecommunications. State-owned firms tend to be poor
at maximising profits, controlling costs, meeting customers’ needs adequately and
making efficient investment decisions because of the distorting effects of the
political process. Breaking up firms may forgo economies of scope and increase
transaction costs because of the need for arm's-length dealings.

in many cases these [undesirabie] side effects [of state ownership] will be sufficiently large to
rval the welfare loses from unregulated monopoly power. >

There are two dimensions which characterise the options for control over conduct:
. the scope and prescription of the constraints, if any
. the nature of the institution(s) through which these constraints are imposed

Under the current regime, the only effective constraints on the behaviour of the
dominant incumbent is general competition law as invoked through the Courts. This

31
32

33

Ministry of Commerce and Treasury, *Regulstion of Access to Vertically-integrated Natural
Monopolies®, Wellington, New Zealand. 15 August 1895, paragraph 13, page 3.

Ministry of Commerce and Treasury, *“Regulation of Access to Vertically-Integrated Natural
Monopolies®, Wellington, New Zsaland, 15 August 1885, paragraph 2, page 1.

Ministry of Commerce and Treasury, "Reguiation of Access to Vertically-integrated Natural
Monopolies”, Wellingion, New Zealand, 15 August 1995, paragraph 177, page 45.

Ministry of Commerce ang Treasury, "Regulation of Access to Vertically-integrated Natural
Monopolies”, Welington, New Zealand, 15 August 1995, paragraph 5, Appendix C, page 78.
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light-handed approach presumes that it is preferable to create incentives for market
participants to negotiate commercial solutions and, if necessary, have recourse to a
dispute resolution process than it is for a regulatory body to intervene directly.

6.09 Light-handed regulation also recognises that in a competitive market information
creates powerful incentives for action and attempts to create information flows in
order to limit information asymmetries which might either frustrate direct negotiation
or undermine the potential for obtaining legal remedies. |t relies on the regime

providing adequate remedies for dealing with the anti-competitive behaviour of
dominant firms.*

6.10 This approach minimises the extent of intervention on the basis that:

... industry-specific regulation would invotve high administrative costs to the Govemnment (i.e.,
the taxauon and compliance costs for the industry):

- past expenience had demonstrated that government reguiatory bodies were not wel!
placed to take decisions affecting commercial activities. Accordingly, there was 2

rsk that requiator or highly prescriptive ‘rules’ could introduce distortion into the
market;

- the presence of a reguiator would reduce the incentive on companies to resolve
commercial issues (Such as interconnecton) through direct negotation. A regulatory
body could be placed under increasing pressure to intervene.

- this in turn could result in *regulatory creep’ - rules tend to beget more rules *

6.11 The Discussion Paper aptly characterises the manner in which light-handed
regulation is intended to operate in telecommunications: .

['t was anticipated that parties desiring access..would negotiate their own terms and

conditions, with, as a last resort, the threat of recourse to the courts and the application of the
Commerce Act . (paragraph 127).

612 The advantages of an effective light-handed regulatory regime in
telecommunications are clearly very large:

. the pace of innovation in telecommunications is very rapid and there are
potentally very large gains from dynamic and allocative efficiency

) disputes are more or less inevitable and will become more frequent and

more complex as a result of the transformation of the industry through
competition and innovation

. in a level negotiating playing fieid, market participants are best able to
contract over the terms and conditions, including pricing for complementary
network services to achieve efficiency and maximise social welfare

35 John Belgrave, Secretary of Justice, “The Regulatory Environment”, Roundtable with the Government
of New Zealand, Wellington, New Zealand, 13-15 March 1985, page 47.

36 John Belgrave, Secretary of Justice, “The Regulatory Environment’, Roundtable with the Government
of New Zealand, Wellington, New Zealand, 13-15 March 1595, page 51.
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. a light-handed regime minimises transaction costs and market distortions

6.13 Although the policy of light-handed regulation clearly represents the best option for
the telecommunications industry, the need for enhancement of the regime has also

been clearly demonstrated. The decision to rely on general competition law was
made on the basis that .

The Commerce Act was considered sufficiently robust to constrain anti-competitive behaviour
by the domunant party. Recourse to the Courts would be availadble if companies failed to
reach agreement through commercial negotiation.

Telecom had provided public undertakings to the Government of its intention to provide
imerconnecton on fair and reasonable terms;

Telecom's proposed restructuring was considered to provide formal transparent, amms-length
dealing between various company operations, which would reduce the company’s apility to
discnminate against competrtors in interconnection arrangements; and

the Government reserved the option of further regulation in the event that this was required.

The threat of further regulation was seen as providing an incentive for the parties to resolve
matiers on a commercial basis

€.14 Experience has shown, however, that recourse to litigation through the current
regime is too slow, to0 costly and does not produce an outcome. It does not
adequately restrain ant-competitive behaviour by the dominant party. Although
recourse to the Courts is available, such recourse in and of itself may serve to deiay
competiton and restnct its ambit or extent.

Courts

€.15 The Courts are inappropriate to act as the reguiatory institution for an access
regime. The Courts have shown themselves to be unwilling to impose the type of
solution required to determine finally access disputes. As stated by Areeda™®.

Ne court should impose a duty to deal that it cannot explain or adequately and reascnably
supervise. The probiem should be deemed imemediable by antitrust law when compulsory

access requires the court to assume the day-lo=day controis characteristic of & reguistory
agency.

€.16 Indeed, the problem faced by Courts in making access determinations is highlighted
by the Clear v Telecom case. Throughout the litigation, the High Court, Court of
Appeal and Privy Council made determinations conceming theoretical principles to
apply in determining access. At no stage did any of the Courts embrace the
prospect of making an actua! order for access terms. Indeed, the difficulties of the
Courts doing so were noted. In its overall assessment of the Baumok-Willig rule, the
High Court stated that ((1982) 5 TCLR 166, 217) it was unable to determine whether
or not Telecom was currently eaming monopoly profits: °..we cannot take the

37 John Belgrave, Secretary of Justice, “The Regulatory Environment’, Roundtable with the Government
of New Zealand, Wellington, New Zealand, 13-15 March 1995, page 51.
38 Refer note 141 at page SC of the Discussion Paper.
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evidence further. This Court is not a regulatory agency”. Later, in considering
whether the margin offered to Clear would prove to be too smail to permit it to eam
a sufficient retum, the Court commented ((1982) 5 TCLR 166, 217) that “that is not
a prospect that this Court can monitor”.

6.17 The unwillingness of Courts to make the types of order required for access disputes
is unlikely to be overcome in the near term. The probiem the Courts have is a
traditional one. The Courts perceive their role as being to apply specific laws to
specific facts giving a resutt that is certain and specific, and which can be framed
within traditonal legal remedies of damages and equitable orders such as

injunctions. The difficulties involved in access disputes do not lend themselves to
that form of solution.

6.18 In that case, the fundamental requirement to have a regulatory institution able and

willing to impose an appropriate range of solutions to an access dispute will remove
the Courts as an appropnate contender.

6.18 Telecom has not provided interconnection on fair and reasonable terms except
under duress and when a great deal of pressure has been brought to bear. itis
naive to expect such an undertaking to take precedence over profit maximisation.

6.20 Furthermore, Telecom has moved away from transparent arm’s-length dealings
between vanous company operations. There are no effective constraints on its

ability to discriminate against competitors in interconnection arrangements, not least
because of the options open to competitors.

.21 The option of Part IV regulation has not proved a credibie threat and has not
provided sufficient incentive for the parties to resolve matters on a commercial
basis. This policy is ineffective at present and likely to become less so with the

changing political landscape. Furthermore, it appears inconsistent with the light-
handed approach.

The communication of policy via detailed Government statements

€.22 Direct Govemment intervention in market exchange and private contracting or the
dispute resolution process through communicating detailed statements of policy to
the regulatory institution is inappropriate. Most importantly, the use of such powers
undermines New Zealand's light-handed regulatory regime; and it does so in a

manner which is highly vulnerable to influence and not subject to the same
protections as formal legislative processes.

€.23 The essence of New Zealand's light-handed regulatory regime relies upon private
negotiations between competitors subject to:

. the existing competition policy regime

. information disclosure reguiations
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€.25

6.26

6.27

6.28

6.29

. the threat of further regulation if market dominance is abused

. the provision of strong and personal intervention by Ministers and the Prime
Minister to pressure the parties to amrive at a settiement

While an appropriate regime for access requires supplementary elements (as
outined above), nevertheless the regime which is adopted must be such that all
Govemment intervention, such as the intervention which has recently characterised
the present regime, should be eliminated.

The most important aspect of the light-handed regulatory regime is predictability
conceming the relevant rules and principles which apply to determining access.
Any ability to alter those rules undermines that predictability, and undermines
confidence in the access regime. In addition, the “light-handed” approach puts

primary reliance upon private negofiations. Govermnment intervention cuts at the
heart of this element of the regime.

The most disturbing aspect of Govemnment intervention lies in its vuinerability to
outside influence. This vulnerability is diminished if the Govemment is required to
use pariamentary procedures before intervening in the access regime.
Pariamentary procedures subject the Govemment to public scrutiny and
accountability. However, the use of Govemment statements pursuant to a power
such as section 26 of the Commerce Act is not subject to the same scrutiny nor
accountability. The result is that Government can be subject to lobbying and
pressure may be exerted for the Govemment to alter the rules midway through an
access negotiation. This is a highly undesirable situation.

Furthermore, to the extent to which the Government sought to exercise its powers in
a balanced and careful manner, it will necessitate submissions by all interested

parties. The preparation and consideration of submissions involves consigerabie
effort, cost and time.

BellSouth submits that once the improved access regime is in place, the
Government should observe the outcome of the process before making any further
changes. If further changes are shown to be necessary (which, in view of the
current transitory phase of the telecommunications sector, is likely), the Govemnment
should implement the changes through nommal iegislative processes which are
transparent, and subject to public scrutiny and accountability. At that time, the
changes may involve prescribing additional principles for the determination of
access terms and conditions. Experience with the improved access regime
proposed by BellSouth will determine the necessity for any further changes.

The weight to be put on section 26-type policy statements

For the reasons outlined above, BellSouth submits that the regulatory institution
should only be required to *have regard to" any section 26-type policy statements.

31
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6.30 The degree of weight which the regulatory insttution is required to put on the
statement is likely to affect the style of policy statement made. |f the regulatory
institution is required to comply with the policy statement, there will be an increased
temptation for the policy statement to be prescriptive in nature. In that way, the

person making the policy statement is able to exercise greater control over the
decision-making process.

6.31 If. on the other hand, the regulatory institution is only required to “have regard to"
. the policy statement, the policy statement is likely to be more general and directed
toward policy in nature. This accords better with the New Zealand “light handed”

regulatory approach, and the general approach to access advocated in these
Submissions.

6.32 Again, such an approach preserves the independence of the private negotiations of
the parties, and the ability of the regulatory institution to assess the competing
approaches of the parties within the broader policy framework. While the reguiatory
institution may have regard to the policy statements made by the Govemment, it is
better able to assess the competing interests involved in the access determination
and give full effect to the proposed broad legislative principles.

6.33 Those broad principles are, by their nature, paramount in any access determination,
and should override any inconsistent policy statement.

6.34 It is interesting to observe that the report by the Hiimer Committee recommended
that, when declaring an essential facility under the proposed Australian access
regime, the Minister making the declaration shouid also specify the pricing principles
goveming access to the facility and other policy considerations govermning access.
That recommendation was not adopted in the final access regime in Part lllA of the
Trade Practices Act Instead, the Minister's discretion is limited to the decision
whether or not to declare the essential facility for access. The legisiative policy
guidelines govemning access are only invoked if the parties are unable to negotiate

access and the matter comes before the Australian Competition and Consumer
Commission for arbitration.

6.35 It has become dlear that it was at best optimistic and at worst naive to expect that
effective market processes for market exchange and private contracting would
deveiop without some restraint on the conduct of the dominant incumbent. For most
terms and conditions, the particular application of the Commerce Act has not been
tested so the parties’ legal rights are largely undefined. A dominant incumbent
could seek to test the limits of what is lawful with respect to all of these terms and
conditions, with consequent loss of welfare.

Sustained litigation...will, over time, devslop a body of precedents which defines with
increasing degrees of precision, the terms and conditions that the [dominant incumbent] must
offer... [and eventually] the regime will be defined sufficiently so that uncertainty will no longer
hinder agreement...[Tihis might take many years and cost many millions of doliars. in the
meantime consumers are denied the benafits of competition. ™

38 Ministry of Commerce and Treasury, *Reguiation of Access to Vertically-Integrated Natural
Monopolies®, Wellington, New Zealand, 15 August 1885, paragraph 135, page 35.
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6.36

€.37

€.38

6.39

€.40

Need for broad principles to enhance market processes

It is ciear that some constraints on conduct of the dominant incumbent can yield
significant net benefits and maximise welfare through competition and innovation.
Broad, general economic principles should be established to enhance market
processes and provide the effectiveness of any dispute resolution process:

. in the absence of any guidelines, too much reliance is placed on the dispute
resolution process

. to the extent that principles clarify for industry participants what their rights
are, this will limit reliance on the dispute resolution process and enhance
market processes

. detailed industry-specific principles which are sufficiently flexibie cannot be
effectively articulated or enforced

) broad pninciples are consistent with maintaining the maximum flexibility for
industry participants to reach their own agreement

. broad principies can be established through legislation, avoiding the danger
of vulnerability to influence and lobbying inherent in more detailed principles

It is not possible to establish a set of detailed proscriptions and prescriptions which
eliminate the possibility that the dominant incumbent can thwart efficient and
innovative entry. The universe of potentially effective ant-competitive actions is
simply too large. No legisiation, even with supplemental pronouncements of
Govermnment policy, could possibly encompass this universe of potentially abusive
conduct with respect to interconnection negotiations and contractuai performance.

Furthermore, even if all possible abuses could be defined and rules specified, it is
unlikely that the abuses could be effectively detected in light of the lack of
experience with any industry-specific regulator or body or industry-specific judicial
precedent! and the information asymmetries present

The principles to be applied must therefore respond to a variety of changing and
complex situations. The market participants have the greatest opportunity and
desire to identify all relevant principles which should be applied in negotiating an
agreement. Govemment, its advisers and even industry economists are less likely
to know the appropriate solution or principles to be applied to meet all situations.

Broad pnrinciples should be adopted for four key reasons:

. broad principles give maximum flexibility to market participants to reach their
own agreements, without intervention
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) the increase in cerntainty provided by detailed principles is likely to be limited
because even detailed principles require application to facts and evidence
and, in telecommunications, the facts will in themselves be complex

) if greater detail were sought to remove uncertainty, the risk of emor or
inappropriateness of the principles increases with a corresponding increase
in the risk of regulatory failure

. broad principles clarify the essential aim of Govemment policy and provide a
framework for negotiation, while maintaining flexibility to enable the optimum
outcome

It is therefore of fundamental importance that these principles should be:

) consistent with the overriding principles in the Commerce Act
) broad ang nonprescnytive
. suitable for application to disputes in the telecommunications industry

The aims of the broad principles should be limited to:

. clarifying the essential aims of Govemment policy
) providing a framework for negotiation
) maintaining flexibility to enable a superior outcome

Need for arbitral process to enhance market processes

Although establishing clear guiding principles will enhance market processes there
will still, inevitably, be disputes. There is therefore a need for a dispute resolution
process which is more timely and cost-effective than recourse to the Courts and
which can produce an effective outcome.

There are four key factors which need to bé taken into account in evaluating the
options for a dispute resolution process:

) cost and delay of making decisions and taking action
. the range of solutions that can be imposed

. vulnerability to influence

o access to technical expertise
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The best options for dispute resolution about the terms and conditions, induding

pncing, for access to compiementary network services in the telecommunications
industry is an arbitral process:

) general competition law invoked through the Courts has been demonstrated

to have failed, taking too long, costing too much and failing to produce
effective outcomes

. direct intervention by the Govemment under delegated statutory powers
such as Par IV of the Commerce Act or through policy statements under
section 26 has been demonstrated to be ineffective

. industry-specific regulatory authorities involve high costs, are vulnerable to
regulatory creep, reduce the incentive on industry participants to resolve
issues through market processes and introduce distortions into the market

o arbitration can be timely through being subject to explicit ime constraints
and hence cost-effective and can produce effective outcomes

Arbitrators and statutory regulatory agency

Both arbitrators and a statutory regulatory agency are able to impose the more
flexible range of solutions required for access disputes.

The factors of cost and delay of making decisions and taking action, and of access
to technica! and economic expertise, can be made relatively neutral between
arbitrators and a statutory regulatory agency.

With regard to cost, the major cost is the parties’ own preparation and negotiation.
The cost of the regulator may be much more than that of the arbitrator, but may in
any case be relatively small in comparnison to the costs incurred by the parties. In

both situations, legisiation can require that the costs of the arbitrator and the
regulator be bome by the parties.

Delays can be overcome through the use of strictly regulated timetables. These can
apply equally to arbitrators and to regulators.

With regard to access to technical and economic expertise, both arbitration and
regulatory decision are flexible and should facilitate the use of expertise. In the
case of arbitration, an arbitration panel may contain approprniate industry expertise,
or appropriate experts can provide submissions. In the case of a reguiator,

expertise can be developed intemally, but in additon extemnal expertise can be
sought.

A significant issue on the selection of arbitrators or regulators is vuinerability to
outside influence. This factor is of considerable importance. It lies at the heart of

confidence in the access regime, and therefore will influence strongly investment
decisions.
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.6.52 Regulators are vulnerable to outside influence and should therefore be a less
preferred altemative. This is due not only to a risk of capture of the regulator by
industry concems. The problem arises also from the concept of “regulatory
responsibility”. Regulators tend to be risk averse. Because they have a continuing
existence, they are particularly concermned about criticisms of their decisions in the
future. This concem is a factor which strongly influences decision making. In other
words, in assessing altemative outcomes, a regulator is likely to consider which
outcome has the least risk from the public perspective. Such considerations are a
distraction from the merits of determining access terms. In addition, such
considerations are particularly vuinerable to irreievancies, for exampie the
continuing viability of the incumbent firm in the public's view.

6.53 Arbitraton can be subject to influence actiities and rent-seeking but these
shortcomings can be mitigated through careful design of the procedural and
institutional rules. In addition, appropriate measures can provide arbitrators with

access to specific economic and technical expertise, supported by powers to require
the disclosure of information.

6.54 Arbitrators, on the other hand, are far less susceptible to these influences. First,
and most importantly, arbitration permits the parties to the dispute to appoint their
own arbitrator, or at the least the majority (say 2 out of 3) of the arbitrators who will
determine the dispute. This gives the parties greater confidence in the
independence of the outcome. Secondly, absence of continued existence provides
a freedom in which to assess the merits of the access dispute and make a
determination without regard to a perceived public perspective. Although not as

independent as Courts, arbitration is in this context preferable as a means of
dispute resolution.

6.55 It is possible to accelerate the definition of the appropriate constraints on conduct
and thereby enhance market processes by making decisions precedential for
subsequent tribunals, both arbtral and Courts. This will ensure that a sufficient
body of precedents to provide enough transparency about the conduct of dominant
incumbents is developed at a rate which is quick enough to realise the potental
welfare gains from competition and innovation.

6.56 Arbitration is therefore preferable to both the use of the Courts or a dedicated
regulatory body, each of which may be either ineffective in controlling the abuse of
a dominant market position, or too directive in providing prescriptions for decisions
which should properly be taken in the market place.

6.57 Using a dispute resolution mechanism rather than detailed ex ante direction allows
market processes to be used via private contracting, as the primary method of
determining interconnection terms. Using an arbitrator sets a timetable for the
timely resolution of stalled private contracting.

6.58 In summary, arbitration is the most appropriate form of regulatory institution to

determine access terms. Courts should be disregarded because of their
unwillingness and inability to impose the types of solutions required in resolving
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access disputes. A regulator should be disregarded due to the problems of outside
influence and “regulatory responsibility”.

6.58 The arbitration approach must be consistent with the particular characteristics of the

telecommunications industry. There are two key developments which need to be
taken into account in considering its likely future evolution:

. the potential through technological innovation for widespread horizontal
competition for the provision of access to end users amongst network
operators offering differentated composite products and systems

D increasingly diverse and complex forms of complementary network services
being exchanged amongst network operators to provide a wide and growing
range of composite products and systems

€.60 There are two issues with very different characteristics which are the cause of

dispute about the terms and conditions or pricing of complementary network
services amongst network operators:

. the definition of the complementary network services or the property nghts
which are to be supplied

) the basis for pricing these complementary network services

€.61 The resolution of disputes over the definition of network services or property rights
requires the parties to the dispute to converge on a solution which is acceptable to
both. It has the charactenstics of a co-operative game in which both parties are
trying to work together to maximise the rents from the composite products or
systems, by optimising the definition of the complementary network services. It will

typically require both access to industry expertise and wide powers to require the
disclosure of relevant information.

€.62 The resolution of disputes over pricing of compiementary network services or
property nghts determines what proportion of these rents from composite products
or systems are capturec by each of the parties to the dispute. It has the
charactenstics of a non-co-operative game in which each party is trying to maximise
the rent which it obtains at the expense of the other party. The best form of
arbitration to resolve these disputes is sealed bid final offer arbitration, which avoids
the chilling effect of conventional arbitration on private negotiations.

Need for strengthened mandatory disciosure by Telecom to enhance market
processes

6.63 While guiding principles and an appropriate dispute resolution mechanism are
necessary to enhance market processes, they are not sufficient There is also a
need for an adequate disclosure regime to overcome information asymmetries and
provide the information that in a competitive market provide powerful incentives for
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action. These information flows support market exchange and private contracting
and ensure that industry participants have access to remedies where appropriate.

6.64 The relevant provisions of New Zealand's disclosure regulations require only the
disclosure of accounting information and, more recently, the terms of actual
transactions. The self-policing nature of the regulations provides significant
opportunities for a dominant incumbent to game the disciosure requirements, and in

particular the disciosure of the terrns of relevant interconnection or analogous
transactions.

6.65 In an investigation conducted by the Commerce Commission, the Commission
concluded that

The information currently discicsed by Teiecom under the Reguiations does not provide
significant assistance in removing any of the obstacies to the development of competition. It
is not $0 much information that is the problem, but rather such matters as terrns and
conditons of supply, which in tum are heavily influenced by the structure of the mdustry

6.66 The Commission, in that same report, also concluded that:

The kind of information that might support successful action under the Commerce Act would
have 1o be more detailed and more specific than that provided uynder the Regulations. In
other wargs, the information disciosed under the Regulations is too broad and general to be
used in levenng entry by means of legal proceedings. R is doubtful whether, in theory,
information for such use could be regulated for, since every case tums so much on its Swn
particular facts, and the telecommunications industry is one of the most dynamic there is.*

6.67 It is apparent from recent developments that the current disclosure requirements
have added little to the process. BellSouth notes, for example, that all of the Courts
which considered the Clear and Telecom dispute acknowledged the difficulty of
proving monopoly profits. Officials, in the Discussion Paper, could only say that the

available information is “consistent with the view that Telecom is benefiting from the
absence of competition.*?

40 Commerce Commission, *Telecommunications Industry Inquiry Report’, Wellington, New Zealand, 23
June 1892, page 83.
41 Commerce Commission, *Telecommunications Industry Inquiry Report®, Wellington, New Zealand, 23

June 1992, page 83.
42 Discussion Paper, appendix G, paragraph 24, page 108.
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THE SOLUTION/A POLICY BLUEPRINT

Summary

In these Submissions, BellSouth has concentrated on the telecommunications industry
in New Zealand. The issues which gave rise to the Discussion Paper arose principally
in the telecommunications industry. For this reason, policy makers need first to
devote their attention to appropriate enhancements to the cumrent light-handed regime
in relaton to the telecommunications industry. Because the telecommunications
industry is in a state of transition from a regulated to a competitive industry, it is likely
that further enhancements to the light-handed regime will in due course be necessary.

Today, however, the problems discussed in detail in the Discussion Paper and in
these Submissions must be addressed now.

Three critical enhancements should be made to the light-handed regulatory regime to

give effect to or support a- more effective dispute resolution regime in the
telecommunications indusiry. These enhancements are:

. first. new broad economic principles should be enacted to guide the arbitrators

and the new arbitral regime tc be brought into effect in respect of the
telecommunications industry

. secondly, a new arbitral regime should be brought into effect in respect of the
telecommunications industry

. thirdly, information disclosure by Telecom as the dominant incumbent should
be made more relevant and usefu! for disciplining its behaviour and providing

reliable information, especially about costs and their allocation to competitors
and particular network services

The enhancement of new broad economic principies should be introduced by way of
specific amendments to the Commerce Act.

The enhancement of a new arbitral regime should also be introduced by way of
specific amendments to the Commerce Act.

The enhancement of more relevant information disciosure by Telecom as the
dominant incumbent should be introduced by way of the regulation-making powers
which currently exist under the Telecommunications Act.

In addition, policy makers should also review current mechanisms for achieving social
policy objectives in the telecommunications industry in New Zealand with a view to
enhancing the regime, as appropriate, as the industry inevitably changes in the future.

Policy makers also need to address the related multilateral issues of compatbility
standards and numbenng specific to telecommunicatons.

These enhancements will maximise welfare as a result of increased dynamic

efficiency through competition and innovation in the telecommunications sector in New
Zealand.
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7.11
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The remainder of this part of these Submissions describes each of the particular

enhancements to the light-handed regulatory regime in the telecommunications
industry in New Zealand.

Broad economic principles

The first enhancement to the light-handed regime shouid be the enactment in the

Commerce Act of broad and non-prescriptive economic principles to govem the
determination of access terms.

Paragraph 195 principles

There is litte doubt that at least two of the three principles set out in paragraph 185 of
the Discussion Paper® will promote economic efficiency in a manner that is timely,

certain and predictable. |n particular, the broad principles so set out have the dual
role of:

. preserving or facilitating competition in the related market (principle (a))
. promoting efficiency in the supply of the monopcty facility (principle (¢))

Those principles, whilst based on section 73 of the Commerce Act, differ from that
section in an important aspect. Section 73 of the Commerce Act focuses solely on the
‘controlled service®. In order to facilitate market processes, these principles
should extend to the related and any other market, in line with the language of Section
36 which is focused on control of the conduct of dominant firms. They should also
recognize that the network characteristics of the telecommunications industry means
that issues will arise even where no element is a monopoly, and reference should be
made to the relevant services, rather than the monopoly facility.

The principle of safeguarding consumer interests is not a necessary addition to the
principles. It can be assumed that if the access determination promotes efficiency in
the monopoly facility, and preserves competition in related markets, consumer
interests will be safeguarded as a necessary consequence. This is the foundation of

the light-handed regulatory regime. Indeed, it is difficult to see what more is added by
the consumer interest principle.

The inclusion of such a principle could well be counter-productive in that it may well
necessitate evidence and debate in the context of an arbitration which, because of the
subjective and amorphous nature of the principle, is uniikely to be determinative. The

objective stated in this principle in any event will be met if the other principles
suggested are inciuded and applied.
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(a) the extent to which competition is lessened or likely to be limited in the relevant market.
(b) the necessity or desirability of safeguarding the interests of consumers; and '
(c) the promation of efficiency in the production and supply or acquisition of the controlied service.
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Promotion of competition and innovation

A principle of promoting competition and innovation should, however, also be included
as one of the broad legisiative economic principles. Competition and innovation will
best deliver the overall policy objective of maximising the telecommunication sector's
contribution to overall economic growth through promotion of economic efficiency.

Competition and innovation lead to the joint objectives of growth and economic
efficiency. The implication is that a key policy aim should be to foster an environment
that promotes this interaction of competition and innovation. Competition and
innovation work hand in hand. Competition is the motivation for innovation and

innovation is the most effective form of competition. This is Schumpeter's “perennial
gale of creative destruction® *

Without competition, the dominant incumbent has reduced incentives to innovate.
Innovation is one of the main means an entrant has to compete for markets; it may be
the only way open to overtum an entrenched monopoly position.  Similarly,

competition forces firms to seek new ways to compete, the most effective way in the
long run being via new services.

This “interwoven® mode of innovation and competition is based on entry. Only entry
can provide sufficient variety of sources of innovation and technology from inside and
outside the industry; the volume of resources to investing and introducing a full range

of services, and the high powered incentives to compete by innovation. In other
words, the incumbent cannot do it all.

There are many reasons to believe that dynamic and static efficiencies are lower in an
industry structure and in the presence of a competition law which together do not
allow market processes to promote market exchange and private contracting among
industry participants. There is less competition to drive down prices and to encourage
innovation. [f the incumbent is the primary source of innovation, there is likely to be
lower volume of innovation, and this may be biased towards the existing technologies
rather than introducing new market-oriented innovations and services.

Innovation may come from a variety of sources, is usually unpredictable in its nature
and impact, and may develop in unforeseen ways. Thus any principles must have the

flexibility to allow this development without trying to force innovation in a given
direction.

Occasionally, there may need to be trade-offs between static and dynamic efficiency.
However, in the long term, dynamic efficiencies are much the more important
determinant of economic performance, and the pririciples should recognise this.

The broad principle of promoting the combination of competition and innovation
should be expressed in a new pnnciple as follows:

supporting the combinaton of competiton and innovation to their mutual benefit and to

encourage greater dynamic efficiency with, it there is a trade-off, precedence over short-term
stau: efficiency gams.

Schumpeter, 1843, page B2 see aiso Rosenberg 1854, page 51.
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Broad economic principles which should be adopted

While agreeing with the thrust of the broad principles set out in the Discussion Paper,
BellSouth believes that the expression of those principles can be improved. In
particular, principle (a), which states “the extent to which competition is lessened or
likely to be limited in the relevant market’, could be expressed more directly. The
policy objectives with regard to the related market referred to in principle (a) are dual:

) to ensure that efficient new entry is not prevented or restricted by the access
terms and conditons including pricing

. to ensure that compettion in that or any other market is not prevented,
restricted, delayed or iessened by the access terms and conditions

Accordingly, principle (a) could be better expressed in a new principle as follows:

ensunng that efficient entry and competibon in that or sny cther market is not prevented,
restncted, delayes or lessened

Also, principle (¢}, which states “the promotion of efficiency in the production and

supply or acquisition of the controlied service” should also be better expressedin a
new principle as follows:

prometing efficiency including dynamic, allocative and productive efficiency in the production
and supply or acquistaon of the relevant services

Necessity for additional principles

Assuming the adoption of the above-mentioned broad principles, the next important
question is whether any additional principles should be adopted. There is a wide
variety of principles which could be stated, and which may be regarded as broad
principles. Generally, those principles can be categorised as follows:

. principles which define more closely access pricing rules (for example,
reciprocity, non-discrimination and unbundling)

. principles which define more closely the basis on which access to services
should be provided (for example, interface definition and measurability)

) principles which seek to protect further the interests of the owner of the facility
(for example, the cost of access and requirements to extend or increase
capadcity of the facility)

. principles which seek to protect the interests of third parties to the facility (for
example, the protection of third parties who have pre-existing rights to use the
facility)

. principles which seek to protect the broader public interest (for example,
safety)
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Subject to the broad principle of the promotion of the interaction of competition and
innovation, there are several good reasons why there is little need to add to the broad
principles referred to above:

. it is undesirable to limit the type of broad pricing principie which can be agreed
through market exchange and private contracting

) it is undesirable to limit the basis on which access to services can be provided
. it is unnecessary to provide additional protection to the supplier of the service
. it is not clear whether or not additional broad principles are needed to protect

third parties’ interests
. it is unnecessary to include a broad principle relating to the public interest

It is undesirable to limit the type of access pricing principle which can be agreed or
determined through market exchange and private contracting. In particular, the broad
pninciples which are chosen must be drafted carefully on the premise that their
application in the course of private negotiations and, if necessary, arbitration in the
telecommunications sector, should generally lead to the application of the access
pncing principles described in Appendix B of these Submissions. Even so, the parties
should be tree, in their private negotiations, to agree prices and access pricing
pnnciples which may in individual circumstances differ formn the prices and principles
which would otherwise be agreed or apply (or be determined or applied by the
arbitrators) if those specific access pricing principles so described were applied.

it is also undesirable for similar reasons to limit the basis upon which access to
services should be provided. In principle, the parties themselves shouid have full
freedom to define the terms and conditions of access to network services bought and
sold by each other. However, this will oenly produce efficient outcomes and allow
competition to develop if two vital obstructions today to the free definition of service
definitions are removed. These obstructions are compatibility standards and

numbenng. These two issues are considered in Appendices G and H to these
Submissions.

The interests of the supplier of the service need little additional protection under the
access regime. The facility provider controis a monopoly. Promotion of efficiency
does not mean that the legitimate business interests of the facility provider will be
overridden, as it is fundamental to efficiency to recognise the provider's investment in
the facility and the costs of access.

It is unnecessary to include a broad principle relating to the public interest As
mentioned earlier, the public interest is protected by the promotion of competition and
innovation in a related market and the promotion of efficiency in the monopoly facility.
The latter efficiency principle should have due regard to other factors such as safety,
thereby ensuring that the wider public interest is protected by the access regime.
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it is not clear as to whether or not additional broad principles are necessary to protect
the interests of third parties to the facility. It can be expected that these interests
would be taken into account by any institution required to resolve disputes between

the parties. Nevertheless, if there is any doubt that this is the case, an additional
broad principle could be added as follows:

safeguarding the interests of third persons currently using the facility or having cantractual nghts
to use the faziity

in conclusion, the following broad legislative principles should be adopted. The
objective of Government policy which firms should have regard to in market exchange

and private contracting, and which any tribunal should be required to comply with, are
to maximize welfare by:

. ensuring that efficient entry and competition in that or any other market are not
prevented, delayed, restricted or lessened

. promoting efficiency, including dynamic, allocative and productive efficiency, in
the production and supply or acquisition of the relevant services

. supporting the combination of competition and innovation to their mutual
benefit and hence encouraging greater dynamic efficiency with, if there is a
trade-off, precedence over short-term static efficiency gains

in addition, the following principle may be included:

safeguarding the interests of third persons currently using the facility or having contractual nghts
to use the facility

Regulatory institution - the arbitral regime

Relevant factors

The second enhancement to the light-handed regime which is required is the

enactment in the Commerce Act of an arbitral regime to determine disputes
conceming access terms.

There are four key factors that determine the appropriate regulatory institution to
determine disputes conceming access terms:

o cost and delay of making decisions and taking action
¢ the range of solutions that can be imposed

. vulnerability to influence

. access to technica! expertise

A number of those factors can be made neutral between regulatory institutior)s without
too-much difficulty. For example, the precedent value of decisions can be increased
by a legislative principle requiring an arbitrator or regulator to have regard to previous
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